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Report 

OF   THE   SPECIAL    COMMITTEE 

UPON   THE    PRESENT    CONDITION   OF 

The  Reform  Movement. 


On  the  29th  of  April,  1886,  the  Executive  Committee  of  the 
National  Civil-Service  Reform  League  unanimously  adopted  the 
following  resolutions  : 

"  Resolved :  That  a  committee  of  seven  members  be  appointed 
by  the  chair,  of  which  the  President  of  the  National  Civil-Service 
Reform  League  shall  be  the  chairman,  for  the  purpose  of  collect- 
ing trustworthy  information  ; 

^^  First :  Concerning  the  enforcement  and  operation  of  the 
Civil  Service  Law  and  the  rules  and  regulations  thereunder  in  the 
Government  Departments  at  Washington  and  in  the  various  Gov- 
ernment offices  in  the  country  to  which  the  said  law  applies. 

"  Second :  Concerning  the  principles  and  methods  followed  by 
the  National  Administration  in  making  appointments  and 
removals  or  suspensions. 

"  TJiird :  Concerning  the  progress  of  the  reformed  system 
of  the  Civil  Service  in  State  and  Municipal  governments ; 

"  And  that  the  committee  report  the  information  so  collected 
together  with  such  remarks  as  it  may  deem  desirable,  to  the  next 
annual  meeting  of  the  National  Civil-Service  Reform  League." 


The  time  necessary  for  the  collection  of  suitable  information 
from  various  parts  of  the  country,  and  for  its  adequate  considera- 
tion and  for  the  comparison  of  views  by  the  members  of  the  com- 
mittee residing  at  points  distant  from  each  other,  have  delayed  the 
preparation  of  the  report  which  the  committee  has  now  the  honor  to 
submit.  The  delay  however  is  not  to  be  regretted  since  it  has 
enabled  the  committee  by  a  more  comprehensive  survey  of  the 
course  of  the  administration  to  discharge  its  duty  more  satis- 
factorily. 

Before  proceeding  to  state  our  conclusions  upon  the  main 
point  of  our  inquiry,  namely  the  principles  and  methods  followed 
by  the  national  administration  in  regard  to  appointments  and  re- 
movals and  suspensions,  and  the  enforcement  of  the  rules  regulat- 
ing the  classified  service  at  Washington  and  throughout  the  coun- 
try, we  beg  leave  to  report  upon  the  progress  of  the  reformed 
system  in  the  state  and  municipal  governments. 

New  York  and  Massachusetts  are  the  only  states  in  which 
the  reformed  state  and  municipal  system  has  been  introduced.  In 
both  states  the  general  and  local  supervision  have  been  entrusted 
to  competent  commissions  composed  of  sincere  friends  of  reform 
to  whom  the  happy  results  of  the  new  system  are  largely  due. 
They  have  devoted  a  great  deal  of  time  and  the  most  intelligent 
care  to  the  establishment  and  enforcement  of  the  necessary  rules 
and  regulations.  In  both  states  the  reform  laws  have  been  faith- 
fully executed,  and  their  practical  wisdom  has  been  fully  vindi- 
cated. In  Massachusetts  the  whole  number  of  persons  included 
in  the  classified  service  is  5936,  attached  to  the  clerical,  police, 
prison,  fire,  and  labor  departments  and  the  official  testimony  to 
the  success  of  the  reformed  system  is  conclusive.  For  the  first 
time  the  reformed  methods  have  been  applied  to  the  selection  of 
laborers  in  certain  departments  in  the  city  of  Boston.  The  regu- 
lations are  reasonable  and  Mayor  O'Brien  testifies  unreservedly  to 
the  benefit  resulting  from  them  to  the  municipal  service.  The  re- 
formed system  has  been  especially  tested  in  the  police  department 


and  the  bureau  of  statistics.  The  board  of  poHce  state  that  the 
application  of  the  rules  has  been  attended  with  satisfactory  results. 
The  chief  of  the  bureau  of  statistics  reports  that  in  "  intelligence, 
in  capacity,  in  attainment  and  in  attendance  upon  work  the  pres- 
ent force  reflects  the  greatest  credit  upon  the  civil  service  system." 
The  commissioners  have  received  many  requests  from  several 
cities  in  the  commonwealth  to  extend  the  rules  to  the  subordinate 
employments  in  those  cities,  especially  to  laborers  and  to  the  fire 
department,  an  extension,  however,  which  present  appropriations 
do  not  permit.  It  is  a  significant  fact  which  disposes  of  the  objec- 
tion that  the  reformed  system  is  unfair  as  tending  to  introduce  only 
college  men  into  the  public  employment  that  ninety-eight  per 
cent  of  all  applicants  examined  in  Massachusetts  received  only  a 
common  school  education. 

In  New  York  the  state  reform  law  has  been  in  operation  since 
January,  1884.  It  was  made  obligatory  upon  the  cities  in  the 
state  in  May,  1884,  although  the  Mayors  of  New  York  and  Brook- 
lyn had  already  voluntarily  introduced  the  reformed  system  in 
those  cities  under  the  discretion  allowed  by  the  original  law.  The 
first  good  effect  of  the  law  was  a  complete  classification  of  the 
state  service  which  had  not  been  previously  made.  In  many 
branches  of  that  service,  especially  in  some  of  the  great  hospitals, 
natural  opposition  to  what  was  considered  a  doubtful  interference 
with  a  necessary  personal  prerogative  of  selection  has  wholly  dis- 
appeared under  the  beneficent  results  of  the  reformed  system, 
which  has  been  happily  extended  beyond  what  was  originally 
thought  desirable  or  practicable.  Thus  among  recent  examina- 
tions are  included  competitions  for  the  post  of  teacher  in  Institu- 
tions for  the  Blind,  of  female  assistant  physician  in  Asylums  for 
the  Insane:  and  of  steward  in  State  Hospitals. 

Competitive  examinations  for  clerkships  and  other  employ- 
ments are  held  simultaneously  in  different  parts  of  the  state  under 
the  supervision  of  intelhgent  and  interested  citizens  who  gener- 
ously co-operate  in  the  good  work  without  compensation.     For 


many  special  positions,  the  enumeration  of  which  shows  the  wide 
range  of  official  duty  to  which  the  reformed  system  is  applied,  non- 
competitive examinations  are  held  under  the  same  effective  and 
voluntary  supervision.  The  whole  number  of  persons  included  in 
the  classified  service  in  New  York  is  15,895  of  which  4819  are  in 
the  state  service,  and  of  the  whole  number  examined  during  the 
year  seventy-two  per  cent  were  educated  exclusively  in  the  common 
schools.  Mr.  Grace,  the  late  Mayor  of  the  city  of  New  York  to  whose 
intelligent  fidelity  and  earnestness  in  enforcing  the  reformed  system, 
the  supervising  board  in  that  city  pays  a  warm  tribute,  and  whose 
knowledge  of  the  practical  operation  of  the  law  is  both  compre- 
hensive and  detailed,  says  that  "  selection  by  competitive  exam- 
inations supplemented  by  probation,  in  fact  seems  to  furnish  an 
entirely  satisfactory  mode  for  filling  vacancies."  The  application 
of  the  competitive  system  to  the  police  and  fire  departments  has 
been  found  to  be  especially  effective.  The  supervisory  board  com- 
posed of  well  known  friends  of  reform  say  that  they  cannot  speak 
too  highly  of  the  operation  of  the  reformed  system  in  this  branch 
of  the  service  in  the  city  of  New  York.  The  reports  from  other 
cities  of  the  state  to  which  the  reform  law  applies  show  an  honest 
effort  to  enforce  it  effectively. 

In  the  states  of  Massachusetts  and  New  York,  and  in  the 
cities  of  New  York,  Brooklyn,  and  Boston  alone,  the  variety  of 
employment  and  the  number  of  persons  embraced  in  the  classified 
service  is  quite  large  enough  thoroughly  to  test  the  reformed  sys- 
tem. Its  sole  object  as  it  has  been  administered  is  to  ascertain  by 
reasonable  and  appropriate  tests  of  examination  and  probation 
those  persons  among  the  applicants  for  state  and  municipal  em- 
ployment who  are  most  competent  for  it.  A  system  which  simply 
and  successfully  determines  this  question  in  the  states  of  Massa- 
chusetts and  New  York  and  in  the  cities  of  New  York,  Brooklyn 
and  Boston,  is  a  system  which  would  be  equally  beneficial  in  every 
state  and  every  city  of  the  country.  The  efficiency  of  such  a  sys- 
tem, however,  depends  mainly  upon  the  chief  executive  officer. 


This  has  been  illustrated  in  the  City  of  Brooklyn,  where,  under 
the  late  Mayor,  Mr.  Low,  the  reformed  system  was  enforced  with 
most  beneficent  results.  But  recent  investigation  of  the  present 
municipal  administration  by  the  legislative  Committee  shows  that 
the  reformed  system  has  been  neglected  and  perverted  under  his 
successor  so  as  to  offer  Uttle  resistance  to  the  abuses  which  it  was  de- 
signed to  correct.  The  state  reform  laws  are  designed  to  aid  the 
governor  in  the  discharge  of  his  duty,  and  the  authority  entrusted  to 
him  enables  him  to  modify  the  rules  and  regulations  so  as  to  baffle 
their  purpose  should  he  be  so  disposed.  He  is  constantly  besought  to 
make  exceptions  to  the  rules  and  to  relieve  applicants  from  com- 
petition on  the  ground  that  the  heads  of  offices  are  responsible  for 
the  acts  of  subordinates.  But  this  assertion  shows  a  complete  mis- 
apprehension of  the  law,  which  assumes  responsibility  for  itself  by 
providing  methods  of  appointment  independent  of  the  head 
of  the  office,  except  in  certain  confidential  positions.  The 
rule  for  selections  for  appointments  under  the  law  is  competition, 
and  the  rule  should  be  disregarded  only  for  very  conclusive 
reasons.  Frequent  executive  modification  of  the  rules  would  be 
a  serious  public  misfortune.  It  would  imply  executive  hostility  or 
indifference  to  the  reformed  system,  and  should  the  conviction  of 
such  indifference  become  general  it  would  necessarily  demorahze 
the  service  and  deter  the  best  men  from  entering  into  a  competi- 
tion in  whose  honesty  they  could  not  confide.  Throughout  the 
national  and  state  and  municipal  systems  the  only  sure  guarantee 
of  an  honest  enforcement  of  the  law  lies  in  the  good  faith  and  in- 
telligent interest  of  the  chief  executive  officers  and  the  only  way 
to  assure  such  an  enforcement  is  to  secure  the  election  of  such 
officers. 

A  signal  service  to  the  cause  of  reform  in  state  administra- 
tion was  recently  rendered  by  the  Indiana  Civil-Service  Reform 
Association  in  a  report  upon  the  condition  of  the  Indiana  Hospi- 
tal for  the  Insane.  The  Association  wisely  appointed  a  committee 
to  examine  into  the  civil  service  of  all  the  benevolent  institutions 


of  the  state,  and  the  committee  began  its  labors  with  the  hospital 
for  the  insane,  which  is  the  seventh  in  size  in  the  world,  contain- 
ing fifteen  hundred  and  sixty-six  patients  and  employing  three  hun- 
dred and  thirty-six  persons.  The  committee  made  a  detailed  and 
exhaustive  investigation.  Nothing  was  too  large  nor  too  small 
nor  too  obscure  for  its  searching  inquir}^  The  officers  and  atten- 
dants and  books  and  documents  were  examined.  The  system  of 
contract  and  supply,  the  food  and  the  care  and  treatment  of  the 
patients,  the  qualifications,  character,  and  conduct  of  the  atten- 
dants and  employees  were  all  closely  scrutinized  and  with  the  most 
significant  results.  The  evils  and  abuses  arising  from  the  introduc- 
tion of  the  party-spoils  system  into  the  management  of  humane, 
reformatory,  and  penal  institutions  have  been  exposed  and  de- 
nounced before  but  never  were  they  laid  bare  more  impressively 
than  by  the  simple  statements  of  this  report.  It  finds  the  most 
careless  and  unbusiness-like  methods  prevailing  throughout  the 
entire  organization  from  the  Board  of  Trustees  down  and  natur- 
ally it  reveals  favoritism,  corruption,  and  inefficiency,  with  neglect 
and  cruelty  in  the  treatment  of  the  patients.  The  report  proposes 
as  a  remedy  a  law  applying  the  reformed  system  of  competition 
and  probation  to  the  selection  of  the  employees  of  the  hospital  and 
of  all  institutions  of  the  same  kind.  Similar  inquiries  in  several 
other  states,  conducted  with  the  same  energy  and  care,  would 
undoubtedly  reveal  similar  abuses. 

The  argument  drawn  from  one  public  service  to  another  is 
irresistible.  The  waste  and  corruption  and  wrong  which  are  bred 
by  the  spoils  system  applied  to  the  care  of  the  insane  or  of  the 
blind  or  of  the  poor,  a  service  wholly  remedial  and  humane,  with 
which  politics  not  only  have  rightfully  no  concern  but  which  they 
confuse  and  corrupt  to  the  great  injury  of  the  patient  and  with 
great  loss  to  the  state,  are  obvious  and  undeniable.  But  the  same 
evils  spring  naturally  from  the  same  system  when  applied  to  the 
business  of  distributing  letters  or,  computing  and  collecting  cus- 
toms duties,  or  superintending  Indians,  which  are  equally  non- 


political  functions.  The  Indiana  Association  has  appealed  not 
unsuccessfully  to  the  common  sense  of  the  people  of  that  state  as 
was  shown  by  the  discussions  in  the  press  and  by  speeches  made 
during  the  last  political  campaign.  It  is  not  improbable  that  a 
non-partisan  management  of  such  institutions  will  be  provided 
by  the  legislature  and  the  argument  for  such  a  provision  would 
greatly  advance  the  probability  of  the  passage  of  a  reform  law  in 
Indiana  like  that  of  New  York  and  Massachusetts. 

From  this  brief  summary  it  will  be  seen  that  the  progress  of 
the  reformed  system  of  the  civil  service  in  state  and  municipal 
governments  has  been  most  rapid  and  encouraging.  The  range 
of  its  application  thus  far,  indeed,  has  been  necessarily  limited. 
Its  introduction  both  in  the  state  and  national  service  could  not 
be  universal  and  simultaneous  but  it  has  been  wisely  and  un- 
avoidably tentative  and  gradual.  In  the  state  and  municipal 
governments  all  employments  have  not  yet  been  withdrawn  from 
personal  and  political  favoritism  and  placed  upon  the  solid  basis 
of  ascertained  qualification.  Thus  in  the  cities  of  New  York  and 
Brooklyn  where  the  rules  do  not  apply  to  laborers,  the  employees 
included  within  the  classified  service  are  probably  about  one-half 
of  the  whole  number.  If  laborers  be  excluded  from  the  compu- 
tation altogether  the  proportion  of  the  classified  service  to  the  un- 
classified would  be  probably  four-fifths.  But  the  signal  success 
of  the  system  so  far  as  it  has  been  applied  is  at  once  the  best  argu- 
ment and  the  strongest  guarantee  for  its  further  and  prompt  ex- 
tension until  it  shall  embrace  the  whole  subordinate  service.  The 
methods  of  its  application  also  are  in  some  degree  experimental 
and  will  be  modified  by  experience.  Efforts  have  been  made  both 
in  Massachusetts  and  in  New  York  by  the  opponents  of  the  re- 
formed system  to  modify  or  to  repeal  the  reform  laws.  But  thus 
far  the  attempt  has  been  made  in  vain  and  its  chances  of  success 
diminish  with  every  year  for  every  year  attests  the  excellence  of  the 
system.  The  most  recent  of  these  efforts  was  a  resolution  offered 
in  the  New  York  legislature  to  repeal  the  reform  laws  of  that  state. 
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This  was  defeated  by  a  vote  of  67  to  30.  Unfortunately  party 
lines  were  drawn  upon  the  question,  the  negative  vote  being  cast 
exclusively  by  the  Democratic  members  and  the  affirmative,  with 
three  exceptions,  exclusively  by  the  Republicans.  But  despite 
such  efforts  there  is  no  doubt  whatever  that  the  present  condition 
of  the  reformed  system  in  state  and  municipal  governments,  so  far 
as  it  has  been  introduced,  is  most  gratifying  and  satisfactory.  It 
has  fully  vindicated  its  value  and  practicability  and  justifies  the 
warmest  anticipations  of  its  advocates. 

The  resolutions  directing  inquiry  "  concerning  the  enforce- 
ment and  operation  of  the  civil  service  law  and  the  rules  and 
regulations  thereunder  in  the  departments  at  Washington  and  the 
various  government  offices  in  the  country  to  which  the  said  law 
applies,"  and  "  concerning  the  principles  and  methods  followed  by 
the  national  administration  in  making  appointments  and  removals 
or  suspensions  "  open  the  whole  question  of  the  conduct  of  the 
administration  in  regard  to  Civil-Service  Reform.  This  is  a 
broad  inquiry  and  our  duty  is  plain.  It  is  not  to  extol  the  ad- 
ministration, nor  to  accuse  it,  nor  to  apologize  for  it,  but  to  take  a 
reckoning.  For  this  purpose  we  are  neither  partisans  nor  oppo- 
nents of  the  administration.  We  are  not  to  compare  its  action 
with  that  of  other  administrations,  nor  to  reproach  it  with  what 
has  not  been  done,  nor  to  anticipate  its  future  action.  We  are  not 
to  elaborate  an  apology  nor  frame  a  plea,  but  simply  to  test  its 
conduct  by  the  standard  of  the  views  of  which  the  League  is  the 
organized  national  representative,  and  to  do  this  with  the  most 
candid  and  careful  consideration  of  the  situation  and  of  the  actual 
circumstances  which  surround  executive  action.  This  is  a  stand- 
ard which  cannot  be  held  by  the  administration  nor  by  those  who 
are  more  interested  in  its  partisan  character  than  in  the  progress 
of  reform.  That  progress  would  be  impossible  if  it  were  made 
to  depend  upon  an  arbitrary  estimate  of  the  concessions  that 
must  be  made  to  placate  party  prejudice  or  to  satisfy  igno- 
rance; and  if  the  interests  of  a  party  as  the  depositary  of  the 


movement  for  reform  should  be  mainly  considered,  it  is  clear  that 
the  party  and  not  the  reform  would  soon  be  the  primary  object. 
A  great  policy  of  reform  must  subordinate  party  to  itself  or  reform 
will  be  subordinated  to  party  and  indefinitely  postponed. 

The  principles  of  reform  and  the  objects  of  the  League  are 
familiar.  Believing  that  the  public  business  should  be  transacted 
upon  business  principles  the  League  favors  the  widest  reasonable 
extension  of  those  principles,  and  aims  to  withdraw  the  non-politi- 
cal offices  and  employments  of  the  government  from  dependence 
upon  the  result  of  party  contests.  So  long  as  the  whole  civil 
service  in  all  its  ramifications  is  treated  as  the  spoils  of  a  successful 
party,  the  degradation  of  politics,  the  corruption  of  elections,  the 
overthrow  of  the  legitimate  function  of  parties,  and  the  utmost 
peril  of  popular  institutions,  cannot  be  avoided.  There  are  other 
great  questions,  undoubtedly,  which  demand  pubHc  attention  and 
other  reforms  which  may  be  wisely  sought.  But  there  must  be 
reform  of  the  practice  of  pulling  up  the  entire  civil  service  by 
the  roots  with  every  change  of  party  administration  if  republican 
government  is  to  endure. 

The  selection  of  Mr.  Cleveland  by  the  Democratic  party  as  a 
candidate  for  the  presidency  was  finally  determined  undoubtedly 
by  his  position  upon  the  question  of  reform  in  the  methods  of  ad- 
ministration. As  Governor  of  New  York  his  views  and  conduct 
upon  the  subject  had  warmly  commended  him  to  its  friends  in 
both  parties  and  especially  to  those  Republicans  who  for  various 
reasons  withheld  their  support  from  the  Republican  candidate. 
Governor  Cleveland  had  said  in  his  first  annual  message  to  the 
legislature  :  "  It  is  admitted  that  appointments  of  subordinates  in 
the  several  state  departments  and  their  tenure  of  office  or  employ- 
ment should  be  based  upon  fitness  or  efficiency."  He  had  gladly 
signed  the  reform  bill  in  1883  and  he  had  proved  his  good  faith 
by  appointing  a  commission  of  the  highest  personal  character  and 
the  most  disinterested  devotion  to  reform.  He  had  urged  the  ex- 
tension of  the  reformed  system  to  cities  and  he  had  promptly  ap- 


proved  the  legislation  necessary  to  secure  it.  He  had  heartily  co- 
operated with  the  state  commission  in  every  branch  of  its  work, 
and  in  their  second  report  to  the  legislature  on  the  27th  of  Janu- 
ary, 1885  the  commissioners  remark,  "  It  is  only  justice  to  the  re- 
tiring governor  to  say,  that  the  successful  establishment  of  the 
civil  service  methods  in  the  state  of  New  York  during  his  admin- 
istration and  the  acceptance  of  the  reform  by  the  public  are  largely 
due  to  his  intelligent  interest  in  the  subject  and  his  prompt  and 
courageous  action  through  all  the  stages  of  its  progress." 

In  selecting  Mr.  Cleveland  as  a  candidate,  however,  the 
Democratic  party  refrained  from  making  civil-service  reform, 
in  the  sense  in  which  it  is  understood  by  the  League,  a  party 
issue.  The  Democratic  convention  said  only,  "  We  favor 
honest  civil-service  reform,"  But,  whatever  may  have  been  the 
sentiment  of  the  convention  and  the  opinion  of  the  party,  in  his 
letter  of  acceptance  Mr.  Cleveland  left  no  doubt  of  his  own 
position.  He  said,  "  The  people  pay  the  wages  of  the  public 
employees,  and  they  are  entitled  to  the  fair  and  honest  work 
which  the  money  thus  paid  should  command.  It  is  the  duty  of 
those  entrusted  with  the  management  of  these  affairs  to  see  that 
such  public  service  is  forthcoming.  The  selection  and  retention 
of  subordinates  in  the  government  employment  should  depend 
upon  their  ascertained  fitness  and  the  value  of  their  work,  and 
they  should  be  neither  expected  nor  allowed  to  do  questionable 
party  service.  The  interests  of  the  people  will  be  protected.  The 
estimate  of  public  labor  and  duty  will  be  immensely  improved ; 
public  employment  will  be  open  to  all  who  can  demonstrate  their 
fitness  to  enter  it.  The  unseemly  scramble  for  place  under  the 
government  which  embitters  official  life  will  cease,  and  the  public 
departments  will  not  be  filled  with  those  who  conceive  it  to  be 
their  first  duty  to  aid  the  party  to  which  they  owe  their  places,  in- 
stead of  rendering  patient  and  honest  return  to  the  people." 

After  his  election  Mr.  Cleveland  wrote  on  the  25th  of  De- 
cember, 1884,  to  the  executive  committee  of  this  League.     "  There 


is  a  class  of  government  positions  which  are  not  within  the  letter 
of  the  civil  service  statute,  but  which  are  so  disconnected  with 
the  policy  of  an  administration  that  the  removal  therefrom  of 
present  incumbents,  in  my  opinion,  should  not  be  made  during 
the  terms  for  which  they  were  appointed,  solely  on  partisan 
grounds  and  for  the  purpose  of  putting  in  their  places  those  who 
are  in  political  accord  with  the  appointing  power.  But  many 
now  holding  such  positions  have  forfeited  all  just  claim  to  reten- 
tion, because  they  have  used  their  places  for  party  purposes  in 
disregard  of  their  duty  to  the  people,  and  because,  instead  of 
being  decent  pubhc  servants,  they  have  proved  themselves  offen- 
sive partisans  and  unscrupulous  manipulators  of  local  party  man- 
agement. The  lessons  of  the  past  should  be  unlearned,  and  such 
officials,  as  well  as  their  successors,  should  be  taught  that  effici- 
ency, fitness,  and  devotion  to  public  duty  are  the  conditions  of 
their  continuance  in  public  place,  and  that  the  quiet  and  unobtru- 
sive exercise  of  individual  political  rights  is  the  reasonable  measure 
of  their  party  service.  If  I  were  addressing  none  but  party 
friends,  I  should  deem  it  entirely  proper  to  remind  them  that 
though  the  coming  administration  is  to  be  Democratic,  a  due  re- 
gard for  the  people's  interest  does  not  permit  faithful  party  work 
to  be  always  rewarded  by  appointment  to  office ;  and  to  say.  to 
them  that  while  Democrats  may  expect  all  proper  consideration, 
selections  for  office  not  embraced  within  the  civil  service  rules 
will  be  based  upon  sufficient  inquiry  as  to  fitness,  instituted  by 
those  charged  with  that  duty,  rather  than  upon  persistent  impor- 
tunity or  self-solicited  recommendations  on  behalf  of  candidates 
for  appointment." 

In  his  inaugural  address  on  the  4th  of  March,  1885,  Mr. 
Cleveland  said  :  "  The  people  demand  reform  in  the  administra- 
tion of  the  government  and  the  application  of  business  methods  to 
public  affairs.  As  a  means  to  this  end  civil-service  reform  should 
be  in  good  faith  enforced.  Our  citizens  have  the  right  to  protec- 
tion from  the  incompetency  of  public  employees  who  hold  their 


places  solely  as  a  reward  for  partisan  service  and  from  the 
corrupting  influences  of  those  who  promise  and  the  vicious 
methods  of  those  who  expect  such  rewards.  And  those  who  wor- 
thily seek  public  employment  have  the  right  to  insist  that  merit, 
that  competency,  shall  be  recognized,  instead  of  party  subserviency 
or  the  surrender  of  honest  political  belief." 

These  were  the  declarations  of  the  President  in  entering 
upon  his  administration.  They  were  definite  and  encouraging 
and  showed  so  warm  a  sympathy  with  the  objects  of  the  civil- 
service  reform  movement  that  they  were  undoubtedly  seriously 
misapprehended  both  by  the  over  sanguine  friends  of  reform  and 
by  the  adherents  of  the  partisan  spoils  system.  Such  reformers 
were  unduly  enthusiastic  and  such  party  spoils  men  were  unduly 
disappointed,  because  both  held  the  President's  declarations  to 
forecast  an  administration  of  consistent  and  complete  reform. 
But  they  both  overlooked  the  fact  that  however  favorable  to  the 
reform  movement,  as  he  understood  it,  the  President  might  be,  he 
had  never  been  strictly  and  unequivocally  identified  with  its  princi- 
ples. In  his  letter  to  the  League,  moreover,  he  stated  frankly  that 
"the  coming  administration  is  to  be  Democratic,"  and  that  "  Demo- 
crats may  expect  all  proper  consideration  "  and  that  he  held  himself 
to  tie  pledged  to  enforce  the  civil-service  statute  "  because  in  many 
utterances  made  prior  to  my  election  as  President  approved  by  the 
party  to  which  I  belong  and  which  I  have  no  disposition  to  dis- 
claim, I  have  in  effect  promised  the  people  that  this  would  be 
done."  These  words  were  doubtless  sincere  and  carefully  weighed, 
and  while  they  certainly  justified  the  expectation  of  substan- 
tial advance  of  the  reform  during  Mr.  Cleveland's  administration 
they  should  have  repressed  too  ardent  expectations  of  its  imme- 
diate and  universal  establishment.  The  President's  position  was 
friendly  but  it  was  not  that  of  the  League.  If  this  had  been 
clearly  understood  extravagant  expectations  would  have  been 
avoided.  Thus  one  of  the  objects  of  the  Reform  League  is  to 
procure  the  repeal  of  the  four  years  law  which  effects  a  complete 


partisan  change  of  the  public  service  during  an  admistration,  au- 
tomatically, by  the  mere  operation  of  law,  and  without  casting 
upon  the  President  the  odium  of  arbitrary  partisan  removal.  But 
the  President  did  not  say  nor  imply  that  many  changes  would  not 
be  made,  nor  even  that  honest  and  efficient  incumbents  would  be 
uniformly  reappointed  upon  the  expiration  of  their  terms.  His 
words,  indeed,  excluded  that  presumption.  But  they  did  imply 
distinctly,  and  they  were  unquestionably  meant  to  imply,  that 
there  would  be  no  immediate  general  dismissal,  no  summary 
"  clean  sweep,"  and  that  while  for  offices  vacated  either  by  the  law 
or  by  removals  political  friends  of  the  administration  would  be 
preferred,  yet  changes  in  the  minor  service  would  be  made 
only  for  reasons  connected  with  the  service  and  not  with 
politics,  and  the  President  expressly  announced  that  honest 
and  efficient  officers  who  had  not  politically  abused  their  trusts 
should  not  be  removed  during  their  terms,  solely  for  partisan 
reasons,  or  for  the  purpose  of  appointing  partisans  of  the  adminis- 
tration. 

It  was  plainly  unreasonable  to  infer  from  these  distinct 
statements  that  the  principles  of  reform  as  understood  by  the 
League  would  be  observed  uniformly  and  consistently  by  the 
administration,  or  that  the  practicability  of  applying  those  princi- 
ples throughout  the  national  civil  service  could  be  judged  by  the 
actual  conduct  of  the  executive.  In  testing  that  conduct  by  the 
principles  of  reform  it  is  mere  justice  to  the  President  to  recall 
these  facts  and  to  remember  that  he  had  not  authorized  by  any 
fair  interpretation  of  his  words  the  extravagant  anticipations  of 
his  official  action  which  were  cherished  by  some  friends  of  reform. 
His  real  position  and  the  actual  scope  of  his  pledges  will  be  borne 
carefully  in  mind  by  every  candid  critic  of  the  administration. 

The  course  of  the  administration  upon  this  subject  must 
be  regarded  as  a  whole.  In  the  view  of  reform  there  is 
no  New  England,  no  Maryland,  no  Indiana.  There  is 
but  one  national  service  distributed  through  many  states,  and 
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sound  principle  demands  the  same  conduct  in  Mississippi  as  in 
Maine.  The  action  which  degrades  the  pubHc  service  into  party 
or  private  spoils  in  one  state  discredits  the  administration  in  every 
state.  It  cannot  ask  to  be  judged  by  its  good  appointments  un- 
less they  are  manifestly  the  rule  of  its  conduct.  A  good  appoint- 
ment in  Massachusetts  cannot  offset  a  bad  appointment  in  Mis- 
souri, nor  the  general  excellence  of  selections  in  one  state  atone 
for  palpable  disregard  of  excellence  in  another.  The  appointment 
of  an  upright  and  efficient  collector  in  New  York  who  is  a  sincere 
and  efficient  friend  of  reform,  and  of  a  naval  officer  in  Baltimore 
who  is  a  notorious  partisan  agent  and  who  laughs  reform  to  scorn, 
merely  suggests  that  appointments  are  made  upon  no  inteUigent 
principle  and  that  a  good  selection  is  but  a  happy  chance.  We 
are  fully  aware,  however,  that  unless  bad  faith  be  assumed  some 
explanation  may  be  often  found  in  individual  cases  for  conduct 
which  is  apparently  inexplicable.  This  investigation  has  apprised 
us  of  many  instances  which  judged  upon  common  rumor  and  by 
ex-parte  statements  would  convict  the  appointing  power  of  flagrant 
abuse  of  authority.  But  a  more  searching  inquiry  has  revealed 
facts  which  gave  a  wholly  different  character  to  the  transaction  and 
justified  the  executive  action.  We  have  learned,  therefore,  to  dis- 
trust the  assertions  of  interested  persons  and  partisan  journals  on 
both  sides  and  to  seek  the  fuller  knowledge  which  may  satisfac- 
torily explain  the  doubtful  act.  It  is  evident  however,  that  all 
such  misapprehension  and  consequent  useless  controversy  resulting 
in  serious  injury  to  the  administration  and  to  the  public  welfare 
could  be  readily  avoided,  and  greater  care  in  the  exercise  of  this 
branch  of  the  executive  authority  could  be  easily  promoted,  by  a 
simple  system  of  making  accessible  to  the  public  the  reasons  for 
executive  suspensions  and  removals. 

It  would  be  impossible  fairly  to  estimate  the  practical  fidelity 
of  the  President  to  the  pledges  that  have  been  cited  and 
explained  if  we  did  not  consider  the  existing  conditions  of  ex- 
ecutive action   and   the   circumstances  under  which  the  admin- 


istration  began.  In  the  exercise  of  the  executive  authority 
of  appointment  and  removal  the  President  is  generally  com- 
pelled to  act  without  personal  knowledge  and  upon  the  repre- 
sentations of  others.  His  chief  dependence  is  naturally  upon 
the  heads  of  departments  who  are  his  chosen  counsellors.  He 
is,  however,  in  a  high  sense  responsible  for  the  whole  execu- 
tive administration.  He  selects  his  cabinet  and  he  may  justly 
require  of  every  head  of  a  department  the  faithful  enforce- 
ment of  his  policy,  and  justly  remove  any  such  officer  who  refuses 
honest  co-operation.  A  President  bent  solely  upon  reform  would 
undoubtedly  dismiss  any  Cabinet  officer  who  did  not  earnestly  and 
loyally  support  him,  because  the  details  of  inquiry  and  action 
must  be  left  generally  to  the  departments.  Personal  supervision  of 
every  detail  of  administration,  personal  knowledge  of  the  circum- 
stances or  of  the  propriety  of  action  in  every  individual  case  sub- 
mitted for  his  decision,  are  plainly  impossible,  and  the  con- 
sistent fidelity  of  the  President  to  principles  and  pledges, 
therefore,  must  be  largely  determined  by  the  views  regarding 
reform  which  are  held  by  those  whom  he  selects  as  heads  of 
departments  and  Cabinet  advisers.  But  it  was  in  the  selection  of 
his  Cabinet  that  President  Cleveland  encountered  the  first  ob- 
struction to  reform.  His  well-known  views  upon  the  subject  of 
reform  in  the  Civil  Service  were  not  shared,  nor  was  the  reformed 
system  generally  understood  or  favored  in  its  purpose  or  its  de- 
tails, by  many  of  the  prominent  leaders  of  his  party.  Yet  it  is  from 
such  leaders  that  the  selection  of  the  heads  of  departments  is 
properly  made.  This  situation  was  a  serious  embarrassment  to 
the  President  in  the  fulfilment  of  his  pledges  at  the  outset  of  the 
administration  and  presented  difficulties  which  can  be  readily 
perceived  and  which  must  be  fairly  weighed. 

There  are  two  other  sources  of  information  upon  the  subject 
of  appointments  and  removals  open  to  the  President :  the  state- 
ment of  local  party  committees  and  of  individual  citizens,  and  the 
advice  of  senators  and  representatives  in  Congress.     But  experi- 
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ence  teaches  that  both  of  these  sources  must  be  regarded  with 
constant  suspicion  of  personal  and  political  motives.  The  inter- 
ference of  members  of  either  house  of  Congress,  but  especially  of 
senators,  with  the  executive  discretion  m  nominations  to  office  is 
one  of  the  most  flagrant  and  most  common  outrages  upon  the  spirit 
of  the  constitution.  In  the  case  of  senators  it  is  a  dangerous  usur- 
pation which  seeks  to  unite  in  the  same  person  both  the  nominating 
and  the  confirming  power.  It  is  impossible  for  the  President  to  feel 
that  the  representations  and  solicitations  upon  the  subject  of  appoint- 
ments addressed  to  him  by  members  of  Congress  are  mainly  in 
the  interest  of  good  government  and  of  the  welfare  of  the  service. 
Yet  except  in  the  few  instance  of  which  he  has  personal  knowledge 
these  are  the  most  obvious  means  of  obtaining  information  neces- 
sary for  the  wise  exercise  of  one  of  the  most  important  functions 
of  his  office.  To  establish  an  independent  system  for  obtaining 
such  information  is  one  of  the  most  important,  and  not  the 
least  difficult,  problems  to  be  solved  by  a  reform  administration. 
The  solution  is,  of  course,  resisted  and  impeded  by  all  the 
influences  at  the  command  of  the  spoils  politicians.  But  until  it 
is  solved  an  administration  will  be  always  liable  to  fall  into 
the  familiar  practice  of  yielding  to  the  entreaty  and  relying 
upon  the  representations  of  members  of  Congress;  although 
that  practice  confuses  the  executive  and  legislative  powers,  and 
produces  great  and  intolerable  abuses  by  stimulating  bargain 
and  corruption.  Here,  at  the  very  beginning  of  the  adminis- 
tration, in  the  lack  of  official  sympathy  with  the  President's 
views  and  purposes,  and  in  the  defective  means  of  acquiring  indis- 
pensable information,  lay  a  serious  obstacle  to  the  uniform  and 
satisfactory  enforcement  of  the  principles  of  reform. 

Again,  the  public  service  for  many  years  has  been  filled  almost 
exclusively  by  the  adherents  of  one  party.  The  advocacy  of  re- 
form by  certain  organs  and  members  of  that  party  as  its  prospect 
of  continued  ascendency  declined,  was  naturally  regarded  by  its 
opponents  as  a  clever  device  to  retain  the  party  hold  upon  the 


public  service  which  had  been  treated  rigorously  as  a  party  per- 
quisite and  had  been  unscrupulously  perverted  to  party  ends. 
This  conviction  which  was  universal  in  the  party  which  supported 
the  President  threatened  gravely  to  perplex  the  administration 
if  it  were  unheeded  by  the  executive.  For  many  years  the 
civil  service  had  been  undoubtedly  a  powerful  and  effective 
party  engine.  To  accomplish  this  result  was  one  of  the  chief 
objects  of  administration  and  the  practice  was  recently  graphically 
described  by  ex-Senator  Miller  of  New  York.  The  ex-Senator  says 
"  It  was  the  regular  system  when  Mr.  Arthur  was  collector  and 
Mr.  Conkling  was  senator  to  fill  the  Custom  House  with  Re- 
publican workers.  The  whole  state  was  mapped  out  and  two 
or  three  of  the  leading  republican  politicians  in  each  county  were 
given  offices  in  the  Custom  House.  The  minor  men  received 
post-office  appointments.  There  was  thus  at  the  command  of  the 
Republican  senator  an  army  of  political  workers." 

They  were  not  workers  for  the  administration  party  only,  but 
under  the  tenure  of  office  act  which  was  passed  by  the  same  party 
they  became  the  agents  of  certain  party  politicians.  Senator 
Hoar  says  in  his  recent  speech  advocating  the  repeal  of  the  law, 
"  The  appointments  in  the  custom  house,  in  the  internal  revenue 
service,  and  in  the  post-office,  which  had  been  made  in  the  interest 
and  in  the  service  of  party  almost  ever  since  the  foundation  of  the 
government,  ceased  to  be  made  even  in  the  interest  of  party  and 
came  to  be  made  in  the  interest  of  the  poHtical  fortunes  of 
special  poUtical  leaders."  This  system  prevailed  throughout  the 
entire  civil  service  extending  to  every  post-office  and  employee 
and  laborer,  so  that  the  service  became  a  huge  entrenched  par- 
tisan camp  in  which  the  soldiers  were  paid  from  the  public 
treasury.  The  correction  of  so  enormous  and  flagrant  an  abuse 
was  one  of  the  most  pressing  and  immediate  duties  of  reform. 
If  this  situation  should  continue  and  reform  of  the  civil  service 
should  appear  to  be  identical  with  the  maintenance  of  this 
partisan  camp  there  could  be  no  doubt,  that  reform  would  be 
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scorned  by  half  the  voters  in  the  country  as  a  mere  trick  for  party 
advantage. 

This  view  would  be  natural  and  facts  would  not  be  wanting 
to  sustain  it.  Early  in  this  administration,  for  instance,  an 
inquiry  was  made  of  the  heads  of  an  important  branch  of  the 
service  to  ascertain  what  reduction  of  the  force  was  practicable 
and  without  an  exception  they  replied  that  no  reduction  was  pos- 
sible without  injury  to  the  service.  Yet  the  great  excess  of  em- 
ployees consequent  upon  a  purely  partisan  civil  service  is  not  only 
probable  but  it  was  conclusively  proved  in  the  report  of  the  com- 
mittee to  investigate  the  condition  of  the  bureau  of  engraving 
and  printing  in  1877.  The  reply  to  the  inquiry  of  the  administra- 
tion sounded  an  alarm.  It  revealed  a  disposition  which  was  most 
prejudicial  to  the  service,  yet  which  it  was  not  easy  summarily  to 
correct,  and  which  tended  to  confirm  the  conviction  of  the  party 
of  the  administration  that  the  civil  service  was  an  offensive  strong- 
hold of  the  opposing  party.  This  view  would  not  indeed  affect 
the  duty  of  the  President  in  accordance  with  his  declared  inten- 
tion to  retain  during  their  terms  honest,  efficient  and  satisfactory 
officers,  satisfactory  because  not  aggressively  partisan,  nor  the 
duty  of  insisting  that  minor  places  should  be  filled  by  proved 
merit  alone,  without  regard  to  political  opinion.  But  it  would  cer- 
tainly make  the  discharge  of  that  duty  difficult.  The  dismissal  of 
offensively  partisan  employees  would  be  denounced  by  the  par- 
tisan opposition  as  a  mere  pretext  for  a  political  change  and  their 
retention  would  be  resented  by  the  adherents  of  the  administra- 
tion as  practical  commerce  with  the  enemy  and  a  betrayal  of 
political  trust.  The  executive  might  feel  himself  to  be  menaced 
by  party  desertion  and  the  perplexities  in  administration  which 
such  desertion  generally  implies.  Here  is  another  source  of  em- 
barrassment wliich  every  just  observer  of  the  conduct  of  the 
executive  must  duly  heed. 

To  these  considerations  must  be  added  the  individual  convic- 
tion of  the  President  that  reform  however  indispensable  was  yet 
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generally  unfamiliar  in  its  object  and  methods  and  details  to  the 
public  at  large  and  consequently  that  progress  must  be  cautious 
and  moderate.  It  might  be  naturally  apprehended  that  an  at- 
tempt to  introduce  the  reformed  system  at  once  and  at  every  point 
of  the  service  would  deprive  the  executive  of  indispensable  sup- 
port, leaving  him  without  a  party  and  practically  powerless,  thereby 
endangering  the  interests  of  reform  itself,  and  consequently,  that 
concessions  might  be  made  to  secure  such  support.  The  Presi- 
dent might  reasonably  suppose  also  that  public  opinion  would  be 
conciliated  and  that  the  rules  themselves  could  be  more  readily 
enforced  if  there  were  no  appearance  of  partisan  predominance  in 
the  service.  This  view  would  naturally  suggest  the  expedient  of 
distribution  of  the  service  between  the  two  parties  in  order  to  allay 
party  jealousy  and  to  withdraw  the  service  from  party  controversy 
by  giving  to  each  party  an  equal  share  and  a  consequent  interest, 
in  the  maintenance  of  the  reformed  system.  This  equilibrium  Pre- 
sident Jefferson  held  to  be  practicable  and  desirable.  It  might  be 
thought  also  that  it  could  be  obtained  by  replacing  incumbents 
who,  in  the  interest  of  the  service,  ought  to  be  removed,  by  suc- 
cessors of  other  political  opinions,  who  were  not  open  to  the  objec- 
tions which  had  displaced  their  predecessors.  This  view,  it  is 
clear,  is  not  one  which  would  necessarily  imply  want  of  conviction 
of  the  need  of  reform  or  doubt  of  its  practicability,  or  a  disposition 
to  disregard  pledges.  It  would  be  merely  a  view  of  expediency. 
But  to  make  it  effective  would  require  the  utmost  labor  and  care 
because  it  introduces  as  the  principle  of  distribution  in  minor 
places,  the  party  sympathy  and  political  opinion  which  it  is 
the  very  object  of  reform  wholly  to  discard.  When  this  principle 
is  once  introduced  it  constantly  tends  to  strengthen  itself  and 
to  overbear  every  other  consideration.  Such  an  equilibrium 
therefore,  could  be  attained  only  with  difficulty  and  when  once 
secured  it  would  be  necessary  to  abandon  the  temporary  expe- 
dient and  to  discard  the  political  qualification,  whatever  the  par- 
tisan result  in  the  service  might  be,  because  a  complete  partisan 


change  effected  by  the  administration  would  show  that  the  equih- 
brium  was  a  pretext  and  not  a  policy. 

We  offer  these  suggestions  not  as  a  defence  of  the  adminis- 
tration against  censure,  a  defence  with  which  the  committee  and 
the  League  have  no  concern,  but  as  indispensable  to  a  candid 
judgment  of  the  executive  action  in  making  appointments, 
removals  and  suspensions.  They  are  considerations  which 
suggest  that  the  course  of  an  administration  which  was  brought 
into  power  by  an  election  in  which  the  reform  was  an  incidental 
and  not  a  paramount  issue,  might  in  this  department  of  its  duty 
be  found  to  be  irregular,  inconsistent,  and  sometimes  inexplicable. 
Yet  such  irregularity  would  by  no  means  necessarily  imply  ex- 
ecutive duplicity  nor  a  wanton  abandonment  of  solemn  public 
pledges. 

In  their  inquiry  into  the  enforcement  and  operation  of  the 
Civil-Service  law  and  the  rules  and  regulations  thereunder  in  the 
government  departments  in  Washington,  the  committee  have  been 
greatly  assisted  by  the  details  furnished  to  the  Civil-Seri'ice  Record 
by  the  heads  of  departments  with  the  approval  of  the  President, 
and  published  in  that  journal.  There  are  about  5650  places  in- 
cluded in  what  is  called  the  departmental  service  at  Washington. 
From  the  4th  of  March,  1885,  to  the  i6th  of  June,  1886,  a  period 
of  one  year  and  a  little  more  than  three  months,  the  removals  in 
this  service  were  nearly  six  and  one-half  per  cent,  and  the  new 
appointments  about  eight  per  cent.  In  the  State  department  the 
removals  were  ten  per  cent,  and  the  appointments  five  and  one-half. 
In  the  Treasury  the  removals  were  five  and  a  half  per  cent,  the  ap- 
pointments ten  and  a  half  In  the  War  department  the  removals 
were  three  per  cent,  including  eleven  dismissals  by  reduction  of 
force,  and  the  appointments  were  six  and  eight-tenths  per  cent. 
In  the  Post-office  department  the  removals  were  two  per  cent  and 
the  appointments  twelve  per  cent.  In  the  Interior  department  the 
removals  were  four  per  cent,  the  appointments  six  per  cent ;  and 
in  the  Department  of  justice  the  removals  were  three  per  cent,  and 


the  appointments  twelve  and  one-half.  That  notwithstanding  this 
small  percentage  of  change  there  have  been  individual  instances 
of  injustice,  of  forced  resignation,  and  of  arbitrary  dismissals 
is  certain.  The  report  from  Washington,  however,  upon  the 
whole,  is  gratifying.  Nowhere  is  the  partisan  and  personal 
pressure  for  change  more  concentrated  and  constant.  But 
the  figures  show  that  the  rules  in  general  have  been  faithfully 
observed.  Not  for  half  a  century  have  there  been  so  few  re- 
movals in  that  service  within  the  same  time  upon  a  party  change 
of  administration,  and  the  observance  of  the  rules  and  the  condi- 
tion of  the  service  in  the  departments  demonstrate  once  more 
both  the  practicability  and  the  benefit  of  the  reform. 

Besides  the  5650  places  in  the  department  at  Washington  the 
civil-service  law  applies  to  8263  positions  in  the  customs  and  pos- 
tal service  throughout  the  country.  The  classified  postal  service 
includes  twenty-eight  post-offices  and  the  classified  customs  service 
eleven  custom  houses.  These  are  distributed  among  the  twenty- 
one  states,  and  in  the  other  states  there  is  as  yet  no  classified  ser- 
vice and  all  the  appointments  are  made  at  pleasure.  In  his  letter 
to  the  League  from  which  we  have  already  quoted  the  President 
says  he  regards  himself  as  pledged  to  the  fair  and  honest  enforce- 
ment of  the  law  because  public  duty  requires  that  like  all  other 
statutes  "  it  should  be  in  good  faith  and  without  evasion  enforced." 
As  none  of  the  positions  covered  by  the  law  are  within  the  Presi- 
dent's appointment,  the  only  way  in  which  he  can  fulfil  his  pledge 
and  secure  the  enforcement  of  the  law  is  by  the  appointment  of 
friends  of  reform  to  the  head  of  all  the  offices  in  which  the  service 
is  classified.  While  the  traditions  of  the  spoils  system  are  still  fresh 
and  so  many  of  the  abuses  which  it  produces  are  still  uncorrected, 
there  is  a  just  presumption  against  the  faithful  enforcement  of  the 
reformed  law  in  its  letter  and  spirit  in  all  offices  of  which  the  head 
is  not  known  to  be  friendly  to  it.  A  mere  perfunctory  observance 
of  the  law  inevitably  suggests  that  it  will  be  evaded  and  violated 
wherever  evasions  and  violations  are  practicable. 


There  are  not  altogether  forty  post-offices  and  custom  houses 
in  the  classified  service.  They  are  all  with  two  or  three  exceptions 
situated  in  the  largest  cities  and  it  should  seem  perfectly  practic- 
able to  ascertain  the  views  upon  reform  of  any  person  who  is  pro- 
posed for  appointment  to  an  important  office  and  to  foresee  his 
probable  official  action.  The  uniform  selection  for  such  appoint- 
ments of  known  friends  of  reform  as  in  the  case  of  the  present  heads 
of  the  two  chief  offices  of  the  kind  in  the  country,  the  post-office  and 
the  custom  house  in  New  York,  would  have  been  unmistakably  sig- 
nificant of  the  purpose  of  the  administration.  However  excellent 
the  private  character  and  general  ability  of  persons  nominated  to 
such  offices  may  be,  however  high  their  party  standing  and  how- 
ever efficient  their  party  activity,  it  is  plain  that  the  best  public 
guarantee  of  the  honest  operation  of  the  reform  law  lies  in  the 
known  determination  of  the  appointing  officer  faithfully  to  execute 
it.  This  is  a  consideration  of  the  highest  importance  both  to  the 
public  service  and  to  the  reformed  system.  There  must  be  general 
confidence  that  the  rules  will  be  observed,  that  there  will  be  perfect 
fair  play  toward  every  applicant,  that  personal  favoritism  will  be 
excluded,  and  that  every  man  will  be  tested  honestly  by  the  result 
of  his  examination  and  probation,  or  the  best  men  will  not  apply 
for  examination,  the  system  will  be  justly  regarded  as  a  mere  par- 
tisan scheme,  and  the  public  service  will  be  filled  from  the  least 
competent  class  of  the  dominant  party.  But  such  confidence  is 
impossible  when  the  head  of  the  office  is  known  to  be  indifferent 
or  unfriendly  to  reform. 

We  do  not  find,  however,  that  hostility  or  indifference  to  the 
cause  of  reform  has  prevented  the  appointment  of  heads  of  offices 
in  which  the  classified  service  exists  nor  that  they  have  been  re- 
moved because  of  a  manifest  purpose  not  to  execute  the  law 
honestly.  But  we  know  no  better  reason  for  the  removal 
of  such  officers  than  that  they  do  not  effectively  enforce  or 
that  they  directly  oppose  the  policy  of  the  executive.  The 
law   regulating   appointments    and    removals    is   as    binding    as 
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the  law  regulating  the  collection  of  the  revenue  or  the  money 
order  service  of  the  post-office :  and  the  collector  or  postmaster 
who  evades  or  violates  the  law  regulating  appointments  in  his 
office  should  be  as  peremptorily  removed  as  for  the  disregard  of 
any  other  law.  At  certain  points  and  especially  in  Philadelphia 
and  Indianapolis,  there  have  been  what  seem  to  be  well- 
founded  complaints  of  many  changes  made  for  partisan  pur- 
poses, in  contempt  of  the  civil-service  law,  a  contempt  plainly  due 
in  our  opinion  to  the  fact  that  the  heads  of  the  offices  are  un- 
friendly or  indifferent  to  reform.  But  we  are  not  aware  that  their 
removal  for  that  reason  has  been  contemplated,  while  the  late  col- 
lector at  New  York  who  was  appointed  by  this  administration  and 
who  was  proved  to  be  unfaithful  to  the  requirements  of  the  re- 
form law  and  to  the  declared  policy  of  the  executive,  was  per- 
mitted to  resign.  Just  as  this  report  is  concluded,  however,  an 
investigation  of  the  situation  in  the  post  office  at  Philadelphia  has 
been  begun  by  the  National  Civil-Service  Commission. 

Thus  far  our  inquiry  has  been  concerned  with  the  enforcement 
and  operation  of  the  civil-service  reform  law  and  the  rules  and 
regulations  under  it.  We  now  proceed  to  the  consideration  of  the 
principles  and  methods  which  have  governed  the  action  of  the  ad- 
ministration in  regard  to  that  part  of  the  civil  service  which  is  not 
included  in  the  law. 

The  first  official  announcement  upon  the  subject  was  the  con- 
fidential circular  of  the  Postmaster-General  of  the  29th  of  April, 
1885.  This  was  an  exceedingly  important  document  for  two 
reasons;  one,  that  the  post-office  is  the  chief  patronage  depart- 
ment of  the  government,  and  the  other,  that  it  is  through  the  pos- 
tal service  that  the  national  government  directly  touches  every 
part  of  the  country.  The  circular  was  addressed  to  certain  Demo- 
ocratic  representatives  in  Congress  and  assumed  that  extensive 
changes  in  the  post-offices  must  be  made  and  that  action  should 
be  taken  without  delay.  The  Postmaster-General  stated  that  he 
was  "  impatient  to  assist  our  people   in  securing  relief  to  which 
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they  are  justly  entitled  from  partisan  postmasters,"  and  he  spoke 
of  "rendering  this  justice  to  our  people  which  consists  of  those 
removals  and  substitutions  of  our  friends."  The  circular  was  pro- 
fessedly intended  to  carry  out  the  President's  purpose  of  removing 
"  offensive  partisans  "  and  it  interpreted  that  phrase  as  meaning 
I  St.  active  editors  and  proprietors  of  Republican  newspapers 
which  printed  offensive  articles ;  2d.  stump  speakers ;  3d.  mem- 
bers of  political  committees  :  4th.  officers  of  campaign  clubs  :  5th. 
organizers  of  political  meetings  :  6th.  officers  who  make  their 
public  offices  political  headquarters :  7th.  or  who  impose  political 
duties  upon  clerks :  and  8th.  who  do  other  acts  of  equal  force. 
The  proof  was  to  consist  in  the  affirmation  of  personal  knowledge 
of  the  facts  by  a  representative  or  a  senator  in  Congress;  and  the 
circular  concluded  by  the  declaration  that  appointments  to  serve 
a  mere  personal  end  should  be  absolutely  forbidden  and  recom- 
mendations to  that  end  would  not  be  favored. 

The  abuses  which  the  circular  described  are  among  the  most 
flagrant  evils  of  the  civil  service.  The  extension  of  the  post-office 
system  which  now  includes  53,614  offices  into  every  city,  town, 
and  village  in  the  country,  makes  it  a  convenient  basis  for  party 
operations.  This  practice  has  converted  the  offices  into  party 
agencies  which  have  made  them  publicly  offensive  and  no  abuse 
requires  more  energetic  and  summary  treatment.  In  proposing 
the  removal  of  postmasters  offensive  for  undue  partisanship,  the 
circular  indicated  a  course  which  was  indispensable  to  reform  and 
in  strict  pursuance  of  the  President's  pledge,  and  in  stating  that  he 
was  representing  the  President's  wishes  and  purposes  the  Postmas- 
ter-General entered  into  a  moral  engagement  with  the  country  that 
postmasters  removed  for  such  partisanship  would  not  be  replaced 
by  others  of  the  same  kind  and  that  the  personal  interests  of  mem- 
bers of  Congress  would  not  be  permitted  to  dictate  appointments. 
But  in  tlie  interest  of  reform  the  circular  was  greatly  to  be 
regretted.  It  was  an  official  recognition  of  the  evil  custom 
which  vests  in   a  representative   the   appointment   of  the  post- 
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masters  in  his  district.  The  words  "  our  people  "  which  frequently 
occurred  in  the  circular  were  intended  to  designate  not  the  people 
of  the  country  but  the  adherents  of  a  political  party,  and  they 
were  significant  as  indicating  the  spirit  of  the  proposed  action. 
Notwithstanding  certain  phrases  the  circular  was  practically  an 
announcement  that  postmasters  were  to  be  removed  and  appointed 
in  the  interest  of  a  party,  and  its  terms  suggested  the  presumption 
that  every  appointment  in  that  department  might  be  so  regarded. 
On  the  30th  of  June,  1886,  the  whole  number  of  post-offices 
was  53,614  of  which  2265  were  filled  by  appointment  of  the  Pres- 
ident. Besides  this  number  of  postmasters  there  are  about  23,000 
persons  employed  in  the  postal  service,  of  which  6000  are  included 
in  the  classified  service.  Within  the  one  year  and  four  months  of 
the  term  of  the  administration  ending  on  the  30th  of  June,  it 
would  appear  that  the  new  appointments  in  the  post-offices  had 
been  probably  a  Httle  more  than  50  per  cent.  At  that  date  the 
post-offices,  which  compose  the  largest  and  most  important  branch 
of  the  public  service,  were  about  equally  divided  between  old  and 
new  incumbents.  Many  of  these  changes  have  merely  substituted 
offensive  partisans  of  one  party  for  offensive  partisans  of  another. 
The  records  of  the  executive  sessions  of  the  Senate  which  have 
been  published  show  many  instances  of  the  appointment  of  politi- 
cal partisans  who  still  continue  in  office  and  who  are  equally 
offensive  with  those  who  were  removed  for  such  partisanship. 
A  conspicuous  instance  of  this  situation  is  that  of  the  postmaster 
in  Indianapolis.  In  July,  1885,  upon  the  statement  then  made, 
the  Civil-Service  Commission  submitted  a  report  which  seems  to 
us  unsatisfactory,  upon  the  essential  point  involved.  But  a  careful 
and  thorough  investigation  of  the  conduct  of  that  office  down  to 
a  recent  date  has  been  made  by  Mr.  Lucius  B.  Swift  of  Indiana- 
polis, a  friend  of  reform  and  of  the  administration,  and  with  due 
allowance  for  ex-parte  affidavits  and  for  personal  statements,  it 
establishes  conclusively  the  most  offensive  partisanship  in  the 
management  of  the  office,  a  partisanship  which  imless  disproved 
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demands  the  removal  of  the  postmaster  as  imperatively  as  that 
of  any  officer  who  has  been  removed  for  that  reason. 

In  the  state  of  Indiana  the  post-office  at  Indianapolis  is  the 
only  one  included  in  the  classified  service.  Of  second-class  post- 
offices  which  are  also  presidential,  there  are  i6,  and  in  15  the 
former  incumbents  have  been  removed  and  the  employees  have 
been  almost  entirely  changed.  There  are  76  third-class  offices, 
also  presidential,  and  in  68  the  late  postmasters  have  been  re- 
moved. There  is  no  state,  indeed,  in  which  the  post-office  had 
been  made  a  party  machine  more  generally  than  in  Indiana,  and 
many  changes  were  probably  justified  for  that  reason.  Yet  it  ap- 
pears that  change  has  been  less  reform  than  the  substitution  of 
one  partisan  for  another,  and  in  the  case  of  the  employees 
there  has  been  a  practical  proscription  for  political  opinion.  In 
Indiana  there  are  about  1,800  fourth-class  offices  which  are  filled 
at  the  pleasure  of  the  postmaster  general.  About  1,200  of  these 
have  been  changed  and  of  the  600  remaining  the  emoluments  are 
so  small  that  the  offices  are  not  desirable.  According  to  our  in- 
formation these  changes,  however  justifiable  many  of  them  may 
have  been  in  themselves  for  reasons  of  offensive  partisanship, 
have  been  made  largely  at  the  instance  of  members  of  Congress 
whose  motive  in  selecting  incumbents  has  been  proved  by  the  par- 
tisan activity  of  the  officers  selected.  These  facts  and  details, 
which  have  been  carefully  and  conscientiously  collected  by  Mr. 
Swift  have  been  recently  laid  before  the  President,  and  already  in 
December  1885,  Mr.  Foulke  of  Indiana,  the  president  of  the  Civil- 
Service  Reform  Association  of  that  state,  had  communicated  to 
the  President  much  information  of  the  same  kind. 

Such  facts  seem  to  us  to  show  a  clear  violation  of  the  moral 
engagement  made  with  the  country  by  the  Postmaster-General. 
We  know,  indeed,  that  in  a  state  where  public  opinion  is  indiff"er- 
ent  to  the  subject  and  where,  therefore,  it  is  not  easy  to  find  i)er- 
sons  suitable  for  appointment  who  would  heartily  observe  the 
principles  of  reform,  many  and  gross  departures  from  these  prin- 
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ciples  might  be  expected.  But  the  fact  that  the  old  "  spoils  "  view 
is  so  general  and  so  strong  in  the  state  would  naturally  lead  an 
officer  solicitous  for  reform  to  peculiar  distrust  of  the  representa- 
tions of  members  of  Congress  and  to  seek  other  and  more  disin- 
terested means  of  information.  This,  however,  does  not  seem 
to  have  been  the  case.  Indeed  the  circular  of  the  Postmaster- 
General  practically  committed  the  whole  subject  of  removals 
and  appointments  in  his  branch  of  the  service  to  the  most 
zealous  and  interested  partisans.  Such  partisans  were  invited  to 
prepare  charges  against  incumbents,  and  were  told  that  their  af- 
firmation of  personal  knowledge  would  be  sufficient.  But  the 
circular  was  secret  and  there  was  no  intimation  to  the  incumbents 
that  they  should  know  the  charges  and  be  heard  in  explanation. 
This  was  a  course  from  which  the  correction  of  offensive  partisan- 
ship in  small  post-offices  could  not  be  anticipated.  As  a  means 
of  preventing  the  promotion  of  personal  and  partisan  ends  it 
was  of  course  futile. 

Yet  this  is  the  only  method  of  making  appointments  beyond 
the  classified  service  which  has  been  adopted  by  the  administra- 
tion, in  the  largest  and  most  important  and  universally  diffused 
branch  of  the  public  service.  That  upon  a  justifiable  removal  a 
political  friend  of  the  administration  should  be  preferred  in  most 
cases  for  appointment  to  an  equally  competent  applicant  of  other 
political  sympathies,  is,  perhaps,  in  view  of  the  long  and  rigorous 
exclusion  of  members  of  the  administration  party  from  power,  to  be 
expected.  But  the  substitution  of  one  offensive  partisan  for  an- 
other is  not  reform,  it  is  the  abuse  which  is  to  be  reformed.  We 
are  not  unmindful  of  the  situation  nor  of  its  great  perplexities. 
The  difficulty  of  the  Postmaster-General  is  undoubtedly  great. 
The  postal  service  must  be  continuous.  Its  legend  is  that  of 
the  church,  omnibus,  semper,  ubique.  If  a  postmaster  in  the 
remotest  corner  of  Texas  dies  or  resigns,  his  place  must  be 
filled  without  delay,  and  the  only  immediate  available  source 
of  information   personally  known  to    the  Postmaster-General  is 
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the  representative  in  Congress  from  the  district  in  which  the 
post-office  is  situated.  It  is  easy  to  see  how  the  practice  of 
relying  on  the  representative  originated.  But  it  is  equally  easy 
to  see  the  abuses  and  evils  which  such  a  practice  must  produce, 
and  which  in  fact  it  has  produced,  and  the  official  recognition  ol 
the  practice  by  a  member  of  the  cabinet  is  greatly  to  be  regretted. 

In  the  other  great  branches  of  the  public  service  there  has 
been  no  specific  announcement  of  principles  and  methods  to  be 
observed  in  making  appointments  and  removals.  But  it  may  be 
assumed  that  they  have  not  been  essentially  different  from  those  of 
the  Post-office.  Thus  in  the  three  Internal  Revenue  districts  in 
Indiana  there  were  ninety-five  employes  of  whom  all  but  three 
have  been  replaced  by  successors  of  the  other  party.  In  the 
United  States  Marshal's  office,  the  custom  house  at  Indianapolis, 
and  the  district  attorney's  office,  very  few  persons  are  employed 
but  the  partisan  change  varies  from  88  to  loo  per  cent.  In 
the  pension  office  alone  the  percentage  of  incumbents  retained 
falls  below  50,  but  in  that  office  an  additional  force  wholly 
selected  from  one  party  has  been  appointed  amounting  to  88 
per  cent,  of  the  whole  number  formerly  employed.  The  cha- 
racter of  these  changes  in  Indiana,  so  far  as  concerns  reform, 
must  be  inferred  from  that  of  similar  changes  in  the  state 
which  have  been  thoroughly  investigated.  The  offensive  partisan 
activity  of  the  new  incumbents  is  established  by  evidence  quite 
as  conclusive  as  that  which  led  to  the  removal  of  their  pre- 
decessors. There  can  be  no  doubt  of  flagrant  disregard  in  Indi- 
ana of  the  spirit  and  methods  of  civil-service  reform.  There  has 
been  substantially  a  clean  sweep  and  we  have  not  found  that  one 
officer  newly  appointed  in  that  state  who  proves  to  be  an  offensive 
partisan  has  been  for  that  reason  removed. 

In  the  Department  of  state  while,  as  we  have  seen,  the  re- 
movals in  Washington  have  been  10  per  cent,  in  the  classified  ser- 
vice the  changes  in  the  foreign  service  have  been  apparently 
about  25  per  cent.,  a  statement  which  shows  sincere  regard  for 
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sound  principles  of  the  public  service.  In  the  Department  of  jus- 
tice up  to  June  30th,  1886  the  changes  in  the  unclassified  service 
within  the  presidential  appointment,  were  119  out  of  180,  or  65 
per  cent.,  the  removals  were  60,  the  resignations  26,  and  the  num- 
ber of  officers  who  were  not  reappointed  was  33.  The  changes  in 
the  offices  filled  by  the  attorney-general  were  46  out  of  137  or 
about  ^s  pe^  cent.,  the  removals  were  16,  and  the  resignations 
were  30.  But  the  number  of  resignations  by  request  which  are 
equivalent  to  removals  is  not  stated.  In  the  Interior  department 
there  are  377  presidential  ofiices,  of  which  327  have  a  fixed  term 
of  four  years.  The  total  number  of  changes  up  to  October  ist, 
1886,  was  268,  or  71  per  cent.  The  removals  were  88  or  23  per 
cent.,  of  the  total  number  of  offices;  the  deaths  were  two  or  j4  of 
one  per  cent.  The  number  of  incumbents  of  offices  having  a  term 
of  four  years  who  were  not  reappointed  at  the  end  of  their  terms 
was  65,  or  20  per  cent.  The  latter  class  include  Indian  agents  of 
whom  only  3,  or  nine-tenths  of  one  per  cent.,  were  reappointed 
upon  the  expiration  of  their  commissions.  The  Treasury  depart- 
ment has  thus  far  neglected  to  reply  to  the  request  of  the  Record 
to  furnish  the  details  of  changes  in  the  unclassified  service. 
It  can  hardly  be  assumed  that  this  proportion  of  change  was 
required  by  the  interests  of  the  public  service  and  it  does  not 
appear  that  the  changes  have  been  made  upon  any  general  prin- 
ciple or  for  any  reason  that  might  not  effect  a  complete  partisan 
change  before  the  close  of  the  administration.  This  seems  to  us 
apparent  from  the  facts  in  regard  to  the  changes  in  the  Indian 
bureau. 

The  just  solution  of  the  Indian  problem  depends  upon  a 
wise  and  comprehensive  management  of  Indian  affairs.  Such 
management  is  as  important  as  legislation  regulating  In- 
dian citizenship  and  individual  tenure  of  land.  Careful  and  intel- 
ligent training  in  all  civilizing  methods  and  practices  is  now 
indispensable  and  this  can  be  expected  only  from  an  administra- 
tion of  Indian  affairs  resting  upon  business  principles  and  conse- 
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quently  ensuring  consistent  action  and  stability  of  purpose.  The 
happy  issue  of  the  Indian  question  lies  therefore  in  the  total 
separation  of  the  Indian  bureau  from  mere  partisan  control.  But 
our  information  leads  us  to  believe  that  the  Indian  service  is  now 
largely  regulated  by  a  narrow  partisan  spirit.  A  statement  by  the 
Indian  office  published  in  the  New  York  Evening  Post  of  the  15th 
of  November,  1886,  asserts  that  every  care  has  been  taken  to 
purge  the  service  of  incompetents  but  that  no  changes  should  be 
made  on  political  grounds  and  that  no  competent,  industrious  or 
faithful  employee  should  be  dismissed  for  the  reason  that  he  or 
she  is  not  a  democrat  or  is  a  republican.  But  during  the  investi- 
gation of  the  tradership  scandal  by  a  committee  of  the  senate,  Mr, 
Atkins,  the  commissioner  of  Indian  affairs,  in  reply  to  a  question 
whether  a  trader  should  be  removed  for  political  reasons,  said,  "  I 
do  not  think  a  man  once  in  an  Indian  tradership  ought  to  be 
there  always."  Upon  being  pressed,  Mr.  Atkins  said  that  he 
thought  it  would  be  as  fair  and  proper  for  a  man  to  give  up  a  po- 
sition in  the  Indian  service  which  he  had  occupied  for  some  time 
as  to  relinquish  "  any  ordinary  office."  The  significance  of  this 
answer  is  unmistakeable  and  the  principle  which  the  commissioner 
lays  down  in  regard  to  the  Indian  traderships  he  has  enforced  in 
the  management  of  places  in  the  Indian  service.  Of  this  fact  we 
have  abundant  testimony.  Up  to  November  i6th,  1886,  of  61 
Indian  agents  appointed  by  the  last  administration  only  11 
remain,  and  in  the  judgment  of  the  most  intelligent  and  the  most 
experienced  and  disinterested  friends  of  the  Indians  the  change 
was  effected  in  great  part  by  political  partisanship  to  make  places 
for  political  or  personal  friends  of  party  leaders.  At  many  of  the 
agencies  not  only  the  agents  but  nearly  all  the  employees  have 
been  changed  for  similar  reasons.  From  the  information  before 
us,  not,  of  course,  official,  but  supplied  by  the  most  intelligent 
and  devoted  friends  of  the  Indians,  who  have  no  personal  or 
political  purpose  to  serve,  the  conclusion  is  irresistible  that  the 
Indian    Bureau    has    been  managed  in    the  interest  of  a  party 


3^ 


and  not  primarily  in  the  interest  of  the  public  service  and 
consequently  that  the  administration  of  Indian  affairs  has  been 
thrown  into  an  unhappy  and  confused  condition.  From  this 
condition  it  can  be  rescued  only  by  the  reasonable  extension 
of  the  reform  rules  to  the  Indian  service  and  by  the  exercise  of 
the  appointing  and  removing  power  in  accordance  with  the  prin- 
ciples of  the  law. 

It  will  be  observed  from  this  review  that  while  the  removals 
in  the  classified  departmental  service,  which  includes  5650  persons, 
amounted  to  6 1^  per  cent  in  the  first  fifteen  months  of  the  admin- 
istration the  percentage  in  the  rest  of  the  service  which  includes 
about  100,000  places  not  affected  by  the  rules,  was  very  much 
larger.  The  first  class,  however,  cannot  be  fairly  assumed  to  show 
the  proportion  of  all  removals  that  ought  to  have  been  made  for 
valid  reasons,  because  it  is  confined  mainly  to  clerkships  in  Wash- 
ington while  the  second  class  embraces  the  various  branches  of 
the  civil  service  throughout  the  country  including  the  post-offices 
in  which  the  public  interest  undoubtedly  demanded  many  changes. 
But  conceding  the  propriety  of  such  removals  the  percentage  of 
changes  in  the  unclassified  service  seems  to  be  too  large  to  justify 
the  conclusion  that  they  were  generally  made  with  sole  regard  to 
the  public  interests  and  such  facts  as  those  shown  by  Mr.  Swift  in 
Indiana  and  by  the  most  competent  inquirers  into  the  management 
of  the  Indian  Bureau  may  be  accepted  as  illustrations  of  the 
reasons  other  than  those  connected  with  eflficient  non-partisan 
service,  which  have  produced  so  significantly  large  a  percentage 
of  removals. 

These  facts  and  the  conclusions  from  them  are  strengthened 
by  the  details  of  the  course  of  the  administration  in  Maryland.  The 
situation  in  that  state  has  been  very  clearly  and  fully  laid  before 
the  committee.  In  no  state  of  the  Union  probably  are  politics 
more  corrupt.  Fraud  and  dishonesty  are  especially  familiar  at 
elections  in  Baltimore;  but  happily  there  is  a  most  intelligent 
and  resolute  body  of  citizens  of  both  parties  in  the  state  who  per- 
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ing political  question  in  Maryland  when  the  administration  entered 
upon  its  duties  was  the  re-election  of  Senator  Gorman  who  had 
been  chairman  of  the  Democratic  National  Executive  Committee 
during  the  Presidential  campaign.  Senator  Gorman  is  well  known 
as  a  very  adroit  and  successful  politician  and  he  is  equally  well 
known  as  heartily  hostile  to  Civil-Service  Reform.  The  political 
situation  in  Maryland  made  it  indispensable  to  the  gratification  of 
his  desire  of  re-election  that  he  should  be  supposed  to  control  the 
patronage  of  the  state.  But  he  is  so  conspicuous  a  leader  of  the 
system  which  is  opposed  to  reform  and  he  was  so  notoriously  in 
control  of  the  party  machine,  that  it  was  utterly  impossible  to  sup- 
pose that  he  would  be  selected  as  counsellor  of  an  administration 
seeking  reform  of  the  abuses  of  which  he  was  a  chief  representa- 
tive. Politically  speaking,  Senator  Gorman  was  the  very  thing  to 
be  reformed,  and  his  interference  and  solicitation  upon  the  subject 
of  appointments  upon  which  he  was  to  vote  as  Senator  would  be 
evidently  an  insult  to  the  executive  and  a  gross  abuse  of  the  Con- 
stitution. In  view  of  the  convictions  of  the  President,  of  the  reform 
purpose  of  the  administration,  and  of  the  proper  relations  of  the 
executive  and  legislative  authority,  it  seemed  to  be  plain  that  Senator 
Gorman  would  not,  in  the  current  phrase,  control  the  patronage  of 
the  state.  But  this  conviction  if  it  should  become  general  would  be 
fatal  to  the  Senator's  plans,  and  it  was  therefore  absolutely  indis- 
pensable for  him  that  it  should  be  removed  at  the  very  beginning 
of  the  administration  by  some  positive,  significant,  and  unmistak- 
ble  act.  This  act  appeared  in  one  of  the  earliest  appointments 
made  by  the  administration,  that  of  Eugene  Higgins,  a  promi- 
nent political  retainer  of  the  Senator's,  to  an  important  minor  posi- 
tion in  the  treasury.  This  was  an  incident  which  could  not 
be  misunderstood.  It  demonstrated  the  Senator's  influence  and 
power,  and  even  if  there  had  been  any  possible  misunderstanding 
of  its  purport  the  misunderstanding  was  entirely  dispelled  by  sub- 
sequent appointments. 
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The  committee  has  very  detailed  and  authentic  information 
concerning  the  chief  appointments  in  Maryland.  But  within  the 
limits  of  a  report  we  can  only  state  our  conclusions  without  repro- 
ducing the  detail  of  facts  upon  which  they  are  based.  The  charac- 
ter of  these  appointments  shows  plainly  that  the  influence  which 
determined  most  of  them  was  that  of  Senator  Gorman  sustained  in 
general  by  his  Congressional  colleagues  with  one  or  two  exceptions. 
This  fact  is  not  less  significant  because  some  of  the  persons  se- 
lected were  not  personal  friends  of  the  Senator  and  are  of  high 
personal  character.  It  is,  of  course  absolutely  impossible  to  recon- 
cile with  respect  to  sound  principles  of  reform,  appointments  made 
in  deference  to  the  advice  or  with  regard  to  the  interests  of  a  con- 
spicuous enemy  of  reform,  whose  unsolicited  interference  was  an 
unseemly  impertinence  and  a  constitutional  wrong, — appointments 
sometimes  made  notwithstanding  the  uncontradicted  evidence  of 
notorious  unfitness  submitted  to  the  executive  by  trustworthy  and 
disinterested  citizens.  It  is  equally  impossible  that  the  political  situa- 
tion in  Maryland  and  the  political  reputation  of  Senator  Gorman 
should  have  been  unknown  to  the  administration,  or  that  under  the 
circumstances  the  Senator's  advice  respecting  appointments  should 
have  been  supposed  to  be  disinterested  or  to  be  given  chiefly  with 
regard  to  the  public  welfare  or  with  any  intention  whatever  of 
promoting  reform  in  the  civil  service.  It  is  plain  that  the  worst 
appointments  in  the  state  have  been  made  either  at  the  avowed 
request  or  to  the  manifest  poHtical  advantage  of  the  Senator,  and 
that,  except  in  a  very  few  instances,  no  important  appointment 
has  been  displeasing  to  him.  The  interests  of  a  Senator  and  of  a 
faction,  not  of  the  public  service  nor  of  reform,  nor  even  of  a 
party,  have  apparently  dictated  the  chief  appointments  in  Mary- 
land. This  is  the  conviction  of  the  warmest  friends  of  reform  in 
that  state  in  all  parties,  and  it  is  certainly  justified  by  the  infor- 
mation that  we  have  received. 

We  are  not  aware  of  any  reason  seriously  offered  for  such  se- 
lections for  public  office  as  those  of  Messrs.  Higgins,  Morris  A. 
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Thomas,  Rasin,  and  many  others,  or  for  the  removal  of  General- 
Appraiser  Combs  and  others,  but  that  such  action  was  recom- 
mended by  senators  and  representatives  in  Congress  and  by  repu- 
table citizens.  But  there  is  no  unfit  appointment  of  importance 
or  improper  removal  in  any  branch  of  the  civil  service  for  which 
a  similar  plea  might  not  be  offered.  The  probable  explanation 
of  the  appointments  in  Maryland  is  one  that  has  been  already  sug- 
gested. It  is  simply  that  in  a  pohtical  community  of  such  a  cha- 
racter it  seemed  to  the  President  expedient  for  the  general  interest 
of  reform  not  to  break  with  his  party  and  thus  invite  efforts  to 
repeal  the  law,  or  to  baffle  its  operation,  or  to  obstruct  the  general 
course  of  the  administration,  but  to  compromise  with  a  power  that 
he  did  not  feel  strong  enough  to  overthrow.  This  is  a  view  which 
like  every  view  of  compromise  may  be  honestly  held.  It  would 
not  necessarily  imply  conscious  abandonment  of  reform,  because 
such  yielding  might  be  sincerely  regarded  as  a  necessary  expedient 
at  that  particular  point.  It  is  a  view  which  we  are  bound  in  jus- 
tice plainly  to  state.  It  seems  to  us  undeniable  however  that  the 
system  of  appointments  in  Maryland  whatever  the  motive,  is  not 
very  different  from  what  it  would  have  been  under  an  administra- 
tion which  regarded  the  public  service  as  party  spoils. 

But  certain  individual  appointments  in  Maryland  and  also  in 
some  other  states,  especially  in  Missouri  and  Indiana,  must  be 
more  strongly  condemned.  However  evident  to  us  may  be  the 
impolicy  and  the  wrong  of  rewarding  party  service  or  of  seeking 
to  promote  party  interests  by  the  use  of  the  public  patronage,  we 
are  aware  that  the  wrong  is  not  equally  clear  to  all  good  citizens. 
But  no  good  citizen,  whatever  his  view  of  that  question  may  be, 
can  doubt  that  a  great  injury  is  done  to  the  national  character 
and  to  the  public  service  by  committing  public  trusts  to  men  of 
scandalous  life,  or  of  proved  dishonesty.  In  some  instances  in 
Maryland  and  elsewhere  it  is  plain  that  persons  have  been  selected 
for  public  employment  whose  general  reputation  would  have 
excluded  them  from  the  service  of  any  private  citizen.     Into  the 
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judgment  of  motives  we  cannot  enter.  But  whether  this  untoward 
result  were  due  to  deUberate  misinformation,  to  indifference,  to 
increduUty  of  the  evidence  submitted  by  persons  of  the  highest 
character  and  often  in  party  sympathy  with  those  whose  ap- 
pointment they  opposed,  or  to  whatever  cause,  it  is  most 
deplorable.  But  whatever  censure  in  such  cases  may  be  justly 
awarded  to  the  administration  it  must  not  be  forgotten  that  in 
the  worst  case  of  all,  that  of  Morris  A.  Thomas  in  Maryland,  the 
Senate  which  was  politically  opposed  to  the  executive,  with  all 
the  charges  and  evidence  laid  before  it,  and  urgently  pressed 
upon  its  attention,  confirmed  the  nomination. 

Beside  the  circular  of  the  Postmaster-General  there  has  been 
but  one  other  official  declaration  of  a  general  principle  that  would 
govern  the  course  of  the  administration  in  making  removals.  This 
was  the  circular  letter  of  the  President  addressed  to  office-holders 
and  issued  on  the  14th  of  July  1886.  The  circular  was  designed 
to  correct  one  of  the  gravest  and  most  notorious  of  abuses  in  the 
civil  service,  the  interference  of  office-holders  with  elections.  This  is 
an  evil  whose  correction  has  been  often  sought.  President  Jeffer- 
son proposed  to  issue  an  order  upon  the  subject  and  Mr.  Gallatin, 
the  Secretary  of  the  Treasury,  prepared  an  admirable  draft  of  such 
an  order,  which  Mr.  Jefferson  and  Mr.  Madison  approved  but 
which  is  not  known  to  have  been  issued.  The  official  warnings  of 
President  Harrison  and  of  President  Hayes  are  familiar.  The 
similar  warning  of  President  Cleveland  was  in  accord  with  his 
known  views  upon  the  subject.  Office-holders  were  warned 
to  avoid  obtrusive  partisanship,  manipulation  of  party  primary 
meetings  and  nominating  conventions,  and  all  dictation  of  party 
action.  They  were  told  that  individual  interest  and  activity  in 
political  affairs  were  by  no  means  condemned  but  they  were  also 
reminded  that  a  just  discrimination  between  what  a  citizen  may 
properly  do  and  the  purposes  for  which  a  public  office  should 
not  be  used  is  easily  made  in  the  light  of  the  principle  that 
political  action   should  be   free  from  official  coercion.      As  the 
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phrase  obtrusive  partisanship,  however,  was  left  to  the  interpreta- 
tion of  office-holders,  it  was  clear  that  the  precise  scope  of  the 
circular  would  be  variously  understood  and  that  it  could  be  deter- 
mined only  by  an  authoritative  interpretation. 

This  interpretation  became  necessary  in  November.  In  many 
parts  of  the  country  there  were  obvious  instances  of  disobedience 
to  the  executive  injunction,  and  the  President  selected  two  sig- 
nal instances  to  enforce  his  warning,  and  taking  one  of  them  from 
each  party  he  suspended  District  Attorney  Benton  in  Missouri  and 
District  Attorney  Stone  in  Pennsylvania  for  undue  political  activ- 
ity. After  the  election  Mr.  Benton  wrote  a  letter  of  explanation 
to  the  Attorney-General.  He  stated  that  he  had  made  campaign 
speeches  but  that,he  had  arranged  them  so  that  he  could  reach  his 
office  once  a  week  to  look  after  the  routine  of  the  public  business 
and  he  remarked  that  if  the  suspension  was  due  to  neglect  of  such 
business  he  was  innocent  but  that  he  had  nothing  to  say  if  the  of- 
fence lay  in  making  speeches.  The  President,  upon  consideration, 
replied  that  he  had  not  intended  to  condemn  making  a  speech  if 
it  were  in  itself  decent  and  fair,  but  that  a  series  of  speeches  fairly 
involved  a  neglect  of  duty.  Holding  however  that  he  had  not 
been  correctly  informed  in  regard  to  the  conduct  of  Mr.  Benton, 
and  that  Mr.  Benton  had  erred  through  honest  misunderstanding, 
the  President  rescinded  the  order  of  suspension.  Mr.  Stone  there- 
upon addressed  a  similar  letter  to  the  President.  The  President 
replied  that  Mr.  Stone  by  virtue  of  his  office  was  a  part  of  the  ad- 
ministration which  he  sought  to  discredit  with  the  people,  a  course 
which  showed  a  lack  of  loyal  interest  in  its  success  and  justly  sug- 
gested doubts  of  hearty  official  co-operation  with  it.  In  such  a 
situation  he  held  that  the  administration  would  be  unfaitlWul  to  its 
duty  if  it  retained  the  offender  in  office.  This  reasoning  seems  to 
us  to  be  conclusive  against  the  reinstatement  of  Mr.  Stone,  if  the 
facts  were  sucli  as  the  President  understood  them  to  be.  Un- 
doubtedly it  would  have  prevented,  also,  the  restoration  of  Mr. 
Benton,  if  the  report  that  he  too  had  assailed  the  administration 
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had  not  been  contradicted  to  the  satisfaction  of  the  President. 
Of  the  other  government  officers  who,  according  to  well  authenti- 
cated testimony  took  an  active  part  in  the  organization  and 
management  of  party  caucuses  and  conventions,  none  have  been 
displaced  under  the  executive  order.  The  only  one  removed  is 
Mr.  Stone,  of  whom  the  President  says :  "  There  is  no  dispute 
whatever  concerning  the  fact  that  Mr.  Stone  did  join  others  who 
were  campaigning  the  state  of  Pennsylvania  in  opposition  to  the 
Administration.  It  appears  too,  that  he  was  active  and  promi- 
nent, with  noisy  enthusiasm  in  attendance  upon  at  least  two  large 
public  meetings ;  that  the  speeches  at  such  meetings  were  largely 
devoted  to  abuse  and  misrepresentation  of  the  Administration ; 
that  he  approved  all  this,  and  actually  addressed  the  meeting 
himself  in  somewhat  the  same  strain;  that  he  attended  such 
meetings  away  from  his  home  for  the  purpose  of  making  such 
addresses,  and  that  he  was  advertised  as  one  of  the  speakers  at 
each  of  said  meetings."  The  executive  order,  therefore,  as  inter- 
preted by  executive  action  seems  to  us  still  to  await  explanation. 

This  report  is  already  long  and  it  need  not  be  further  ex- 
tended. We  have  spoken  with  entire  frankness  of  the  facts  which 
have  been  laid  before  us  by  careful  and  competent  observers  in 
various  parts  of  the  country.  These  facts  show  that  the  course 
of  the  administration  in  regard  to  appointments,  removals,  and 
suspensions  has  been  irregular,  inconsistent,  and  sometimes  inex- 
plicable. It  has  not  adhered  inflexibly  to  a  uniform  policy,  and 
in  many  branches  of  the  service,  and  especially  in  the  state  of  In- 
diana and  Maryland,  its  conduct  has  greatly  disheartened  many 
friends  of  reform.  In  other  parts  of  the  country,  as  in  the  city  of 
New  York,  and  in  New  England,  its  chief  appointments  have 
been  generally  so  excellent  as  to  command  public  respect  and 
confidence.  Indeed,  the  strong  hold  of  the  reform  upon  the  pub- 
lic mind  is  shown  by  nothing  more  plainly  than  by  the  fact  that 
popular  opinion  is  most  favorable  to  the  administration  wherever 
the  administration  has  shown  itself  most  faithful  to  reform. 

On  the  other  hand  tlie  returns  of  the  late  elections  show  that 
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where  patronage  was  most  largely  used  to  promote  partisan  ends 
the  losses  of  the  administration  party  have  been  largest.  This 
fact  is  especially  illustrated  in  the  state  of  Indiana  where  the  re- 
sult cannot  be  attributed  to  Democratic  disgust  with  the  reform 
policy  of  the  administration.  Ex-Senator  McDonald,  who  is  a 
strong  opponent  of  reform  said  just  before  the  election,  "  Our 
state  is  thoroughly  satisfied  so  far  as  federal  patronage  is  con- 
cerned." Judge  Lewis  Jordan  said,  "  Why  should  there  be  any 
dissatisfaction  in  Indiana  when  all  the  federal  offices  in  the  state 
save  a  few  post-offices,  have  been  changed  ?"  In  the  state  ot 
which  this  could  be  truly  said  the  vote  of  the  administration  party 
has  greatly  declined.  Two  of  the  six  Congressional  districts  held 
by  that  party  were  lost  and  in  the  remainder  the  majorities  were 
greatly  reduced.  It  is,  however,  an  interesting  and  significant 
fact  that  in  the  Congressional  district  where  the  loss  was  great- 
est the  Democratic  candidate  was  an  open  opponent  of  reform  and 
had  thoroughly  organized  by  patronage  the  officeholders  in  his  dis- 
trict. It  is  obvious  that  whatever  may  have  been  the  reason  for 
abandoning  the  reform  policy  in  Indiana  the  abandonment  has  been 
of  no  benefit  to  the  party  of  the  administration,  while  elsewhere,  as 
in  Mr.  Willis's  district  in  Kentucky  although  the  opposition  to  re- 
form prevented  his  renomination,  his  majority  in  1883  of  3,736  fell 
to  a  majority  of  only  146,  for  the  anti-reform  candidate,  and  in  the 
district  of  North  Carolina  where  Mr.  Cox's  fidehty  to  reform  pre- 
vented his  renomination,  his  party  was  defeated  at  the  polls.  In 
Minnesota,  Nebraska,  and  Massachusetts,  the  gains  of  the  admin- 
istration party  at  the  Congressional  elections  certainly  showed  no 
hostility  to  the  executive  views  and  policy.  The  lesson  of  the 
autumn  elections  seems  to  be  therefore  that  support  of  the  admin- 
istration is  strongest  where  it  has  maintained  the  policy  of  reform 
most  resolutely. 

Tried  by  the  standard  of  absolute  fidelity  to  the  reform  as  it 
is  understood  by  this  League,  it  is  not  to  be  denied  that  this  ad- 
ministration has  left  much  to  be  desired.  But  upon  the  showing  of 
this  report  which  has  neither  concealed  nor  extenuated  the  most 
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injurious  facts,  if  our  estimate  of  the  situation  be  just,  the  adminis- 
tration under  enormous  disadvantages  and  perplexities  has  accom- 
plished much  for  the  reform  of  the  civil  service.  Whatever  just 
disappointment  may  have  been  felt,  it  is  undeniable  that  the  old 
"  spoils  system  "  has  been  seriously  shaken.  Notwithstanding 
evident  partisan  pressure,  the  administration  has  practically  de- 
monstrated that  a  clean  partisan  sweep  of  the  civil  service  is  not 
demanded  by  the  intelligence  of  the  country  and  is  not  necessary 
for  honest,  efficient  and  satisfactory  government.  This  alone  is  an 
immeasurable  benefit  to  reform.  Never  before  since  the  partisan 
prostitution  of  the  civil  service  began,  has  the  middle  of  the 
term  of  an  administration  found  the  non-political  places  in  that 
service  distributed  between  the  two  parties.  Satisfactory  officers 
in  various  positions  have  served  out  their  terms,  and  some  have 
been  reappointed  when  their  terms  expired,  a  fact  hitherto  almost 
unknown  after  a  party  cliange  in  the  national  executive.  The 
fragmentary  results  of  reform  which  had  been  secured  by  previous 
administrations  have  been  fully  maintained  while  the  aggregate 
of  such  results  has  been  remarkably  enlarged.  Great  public 
offices,  which  hitherto  have  been  partisan  headquarters,  have  been 
transformed  into  strictly  business  offices.  Not  for  half  a  century 
has  there  been  less  obnoxious  political  activity  among  office- 
holders. Political  assessments,  although  not  entirely  abolished, 
have  been  effectually  discredited  and  discontinued,  where  they 
were  formerly  arbitrarily  enforced.  Confidence  and  self-respect 
have  been  consequently  stimulated  throughout  the  service,  and  its 
morale,  which  tenure  by  personal  and  political  favoritism  destroys, 
has  been  signally  elevated  and  strengthened. 

These  good  results,  indeed,  have  not  been  uniform  and 
universal.  But  the  fact  that  the  chief  censure  of  the  adminis- 
tration by  partisan  opponents  lies  in  the  allegation  that  it  has 
violated  sound  principles  of  reform,  and  that  the  equally  vigor- 
ous censure  from  partisan  adherents  is  based  upon  the  theory 
that  its  fidelity'to  reform  has  disheartened  and  disorganized 
its    own   party,  is  the   unconscious   homage   of  hostility  to    its 
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supposed  purpose.  Even  if  the  apprehension  of  some  earnest 
friends  of  reform  should  be  justified  and  the  further  progress 
of  the  administration  by  effecting  before  the  close  of  its  term 
a  complete  partisan  change  in  the  service,  should  totally  disap- 
point the  anticipations  which  have  been  entertained  of  a  con- 
stantly greater  and  more  consistent  fidelity  to  the  principles  of  re- 
form, its  failure  would  not  affect  the  importance  and  practicability 
of  those  principles  or  the  value  and  significance  of  the  progress 
which  reform  in  the  civil  service  has  already  achieved.  The 
apprehension  of  which  we  speak  shows  that  the  administration 
stands  at  the  parting  of  the  ways.  Much  has  been  done  of 
which  as  friends  of  reform  we  have  frankly  expressed  our  unequi- 
vocal disapproval,  and  much  also  which  has  justified  the  high 
expectations  which  were  based  upon  the  declarations  of  the 
President  before  his  inauguration.  The  future  action  of  the 
administration  upon  this  subject,  therefore,  will  be  watched  with 
profound  interest  as  determining  the  final  public  judgment  of  its 
relation  to  Civil  Service  Reform.  A  rapid  and  comprehensive 
extension  of  the  classified  service,  consistent  adherence  to  the 
declarations  of  the  President  and  to  the  purpose  manifested  in 
some  of  the  most  significant  executive  acts  hitherto,  with  coura- 
geous confidence  in  the  patriotic  and  intelligent  support  of  the 
people  for  a  course  conformed  to  the  principles  stated  in  the 
President's  letter  to  the  League,  would  in  our  opinion,  dissipate 
all  distrust  and  apprehension  and  happily  identify  the  President 
and  his  administration  with  one  of  the  most  important,  beneficent 
and  indispensable  reforms  in  our  political  history. 

George  William  Curtis, 
Carl  Schurz, 
Wayne  MacVeac.h, 
Charles  J.  Bonaparte,       >  Committee. 
Charles  R.  Codman, 
Charles  Claflin  Allen, 
William  Potts. 
March  i6,  1887. 
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